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Abstract:
The aim of this article is to contribute to a theoretical discussion on what triggers changes in public-service bargains (PSB) (Hood, 2000, 2001, 2002). The theoretical argument is empirically illustrated in a case-study of the development of the relationship between ministers and their civil servants in Danish central administration from the 1970’s onwards, focussing on bargains regarding the assistance and advice Danish ministers receive from leading civil servants of the permanent civil service. We demonstrate what triggers changes in Danish PSB and argue that incremental changes characterising the development of bargains in Danish central administration (Knudsen, 1997, Salomonsen, 2003, 2004) can be explained by both endogenous and exogenous factors as well as by institutional structures or processes and actor’s interests. The article ends with a discussion of how the Danish case may contribute to a more complex understanding of the triggers of change in PSB between ministers and their civil servants in general. We especially discus whether and how changes in the environments, such as an expansion of the welfare state, an increase in governmental steering ambitions, an increase in parliamentary activity, increasing internationalisation of policy processes and an increase in media’s attention to the political processes, causes changes in the PSB.

1.0 Introduction
In this article we explore how the concept of public-service bargain (PSB) (Hood, 2000, 2001, 2002), can contribute to an analysis of the division of roles between the civil service and their ministers. The concept of public-service bargain is originally taken from Schaffer (1973:252), who describes the division of roles between the British civil servants and their ministers a hundred years ago as a bargain. In these bargains civil servants exchanged their public political profile with permanent careers where they were expected to give advice and assistance to successive ministers. The concept of PSB has recently been (re) introduced by Hood as an explanatory variable of variance in comparative analysis of public service reforms across different state-traditions (Hood 2001, 2002). Hood extents the definition of PSB as “…any explicit or implicit understanding between (senior) public servants and other actors in a political system over their duties and entitlements in relation to responsibility, autonomy and political identity, and expressed in convention or formal law or a mixture of both.” (Hood 2000:8). As Schaffer, this article focuses on bargains civil servants make with their ministers regarding the division of roles. While appreciating the importance of comparative analysis the article explores a single case of one type of PSB: A pragmatic, agency bargain where the civil service is supposed to grant their loyalty and give assistance and advice to successive ministers. 

The aim, however, is not only descriptive as giving an account of how PSB unfolds empirically. An additional aim is to contribute to a theoretical discussion of a question which we believe needs further attention: What trigger changes in PSB? 

We firstly introduce the concept of public-service bargain and the theoretical frame which guides the case-study. Secondly we present a diachronic case-study of how the development in the division of roles between Danish civil service and ministers since the 1970’s and onwards can be described in a bargain-perspective. The case-study especially puts focus on bargains made between ministers and leading civil servants regarding the civil service’ assistance and advice. Thirdly we conclude by discussing the explanatory value of the case-study for future theoretical discussions of what trigger changes in public-service bargains. 
2.0 Public Service Bargains – a Theoretical Frame 
As any explicit or implicit understanding between (senior) public servants and their minister of their duties and entitlements PSBs both constitute the role expectations made on civil servants and ministers as well as determine ‘who gets what’. A bargain perspective, therefore, combines instrumental rational explanations, with more sociological and historical institutional explanations of behaviour and social structures. This means that a bargain perspective emphasizes the actors and their motives, interests and contributions in relation to the inducements actors receive from the organisational or institutional setting (Simon 1997:140-150, March & Simon 1993:103-108), as well as the institutional rules and role expectations which develop in both the environments as well as in the public bureaucracies (March & Olsen 1989, Czarniawska & Sevón 1996). I.e. a bargain perspective “…is a cross between comparative bureaucratic role analysis and an analysis of exchange relationships in organizations…” (Hood 2002:329). 

Central to the concept of public-service bargain is the idea that organizational survival depends on the ability of the organization to motivate organizational actors to retain in the organization. This is possible in so far as the inducements offered to the organizational actors or participants are as great, or greater than the contributions they give in return (March & Simon 1993:104). If this is the case the organization is in a state of equilibrium (Simon 1997, March & Simon 1993). In an exchange perspective bargains are thus to be understood as reflections of organizational equilibriums where there is balance between the inducements paid by the organization and the contributions made by the organizational actors. Since bargains also reflect the institutional aspects of the organizational life, what is considered a balanced bargain or which bargain ensures an organizational equilibrium may vary according to the institutional setting in which bargains are made. In addition the institutional aspects of a bargain perspective entail that changes in bargains are not only explicable as change in organizational actors’ preferences. They also depend on the institutional history as past institutional structures which characterises the organizational context in which the bargains are made. I.e. changes in PSBs are path-dependent (Pierson 2000).

As PSB varies according to the institutional settings and institutional histories in which the bargain is contextualised it is possible to identify different kinds of bargains (Hood 2000 7-11, 2002:319-322). The variations in PSB are summarised in figure 1, which is based upon Hood (2000, 2002).
Figure 1: Variations in PSB	


It should be stressed that the dimensions in the figure do not give an exhaustive description of PSB as well as the dimensions may empirically be combined in different ways. 

Since PSBs can be both explicit and implicit understandings, bargains firstly vary according to, whether they are formally enacted (systemic) or merely informal and institutional understandings between the actors involved in the bargains (pragmatic). In the first case one finds bargains explicitly enacted in constitutions, laws, civil service statutes, ethical codes etc. In the second case one finds bargains which have an unwritten, implicit form and develops as normative role expectations in the day-to-day interaction between in this case the civil service and their ministers or in the institutional environments.  

Secondly, variations in bargains are reflected as a difference in conceptualizing civil service as trustees or as agents of some sort of political principal. When the civil service is regarded as trustees they are expected to grant their loyalty to a constitutional or social order – and are in a sense ‘above politics’ as what Hood calls quasi-autonomous (Hood 2000:8). As agent of some sort of political principal civil service can either grant its loyalty to successive ministers or to a specific government or a specific minister. In the former, the civil service’ obligations and loyalties are supposed to be granted to the government of the day (loyalty to successive ministers). This type of bargain is characterised as a ‘schafferian PSB’ (Hood 2001), and may be found in merit bureaucratic organized civil services, where the civil service is recruited and appointed on the basis of merits and not political criteria. In this bargain we thus find weberian role expectations to civil service (Weber 2000). In the latter civil service is supposed to place party or personal loyalty to either a specific government (party-political loyalty) or minister (personal loyalty). This type of PSB is characterised as a ‘hybrid PSB’ (Hood 2001), which may be found in spoils-systems, where the civil service exchanges its permanence in return for a political identity or at least loyalty. In this case the civil service becomes politicized as political advisors are formally political appointed and/or placed in some sort of political cabinet (Jacobsen 2001:73; Grønnegaard Christensen 2001:2). 

Thirdly, PSB may vary according to whether there are two or more parties involved in the bargain. In the former case bargains only involve ministers and permanent civil service. In the latter case bargains involve ministers, permanent civil service and politically appointed civil servants.

In different kinds of bargains the question of ‘who gets what’ vary according to which actors are involved as well as to the institutional and formal structural settings in which bargains are made. In pragmatic, agency bargains, which is the focus of this article, ‘who gets what’ is summarised in table 1, which combines various ideas from Hood (2001:16, 2002:321). The table shows both the contributions made by the actors as well as the inducements they get in return of their contributions (March & Simon, 1993:104-104). In the relationship between civil service and ministers ‘the organization’ is represented by the ministers since the question of which type of formal organization should be the frame for the bargain is a political decision. 


Table 1: ‘Who Gets What’ in Pragmatic, Agency Bargains
	Pragmatic agency bargains as civil service as agents of:
	Successive ministers / the government of the day	A specific government or minister
	Inducements 	Contributions 	Inducements	Contributions
The civil service	Permanent tenureSome trust by ministersAvoidance of public blame for policy	Professional service and advice 	Trusted advisor roleSome public blame for policy	Political service and advice
The ministers 	Loyalty and competent service and advice to successive ministers / the government of the day 		Service and advice with party or personal loyalty to a specific government or minister 	

Bargains are, as already mentioned, a way to maintain or reach an organizational equilibrium which enable the organization to retain its members. Further it could be argued that bargains reflect a mutual dependency among the organization and its actors, in this case among ministers and civil service (Christensen 2001:84). Taken together this is likely to contribute to stability in bargaining relations. However, and as the case-study will show, bargains do change. According to Hood changes in public-service bargains are to be seen as results of: Cheating, changes in environmental conditions and differences in interpretations of the bargains (Hood 2002:325). For pragmatic bargains Hood adds politicians’ choice as a trigger of change since informal bargains may be more readily changed by the actors involved in the bargain than bargains which are formally enacted (Hood 2000:12-13). Hood discusses politicians’ choice as triggers of change from a transaction cost perspective (Horn 1995). In this perspective, changes are based on choice and calculation of costs involved in changing a bargain​[1]​. From a politicians’ perspective a good bargain ensures political responsiveness of civil service and gives political leaders discretionary control over at least senior civil service. This is reflected in politicians’ interests which in a transactions cost perspective are conceptualised as “…maximize commitment – durability of their policies over time – while minimizing agency costs – what it takes to keep agents under control – and uncertainty costs – the liabilities that may accrue if unexpected developments occur.” (Hood 2000:13). 

The distribution of the different types of costs varies however according to different types of PSB. For schafferian and hybrid bargains the costs are distributed as shown in table 2, which is an extraction from Hood (2001:18):
Table 2: Costs in Retaining Different Types of Pragmatic, Agency Bargains
Type of costs:	Types of pragmatic, agency bargain:
	Schafferian 	Hybrid
Commitment capacity 	Lower (loyalty only to the government of the day)	Lower (loyalty only to the party or minister in office)
Uncertainty costs to politicians of policy or operational error	Higher (public servants notionally ‘anonymous’) 	Higher (blame shared with team)
Agency costs to politicians of keeping public servants under control	Variable (low setup costs but permanent bureaucrats have to be steered through ‘conversation’ 	Medium (no arm’s-length framework to agree and bureaucrats tenure aligned with politicians’ but need to select and appoint)

The two types of bargain only differ according to the agency costs involved, while, given the interest in minimizing agency costs one could only expect a change from a schafferian to a hybrid bargain if agency costs are considered higher for a schafferian bargain. This situation is, however, not to be expected in bargains characterised by ‘mutual trust and cultural alignment’ between ministers and the civil service (Hood 2000:13). If there is mutual trust, the minister does not need to control whether the advice he or she receives from civil service is an expression of bureaucratic politics (Peters 2001), but can rely on the advice being both competent and professional. In addition if there is cultural alignment the ‘steering through conversation’ becomes less needed and comprehensive since a cultural alignment enhances a mutual understanding of what needs professional and political attention as well as contributes to a good chemistry among the two parties. 

As mentioned the article focuses on bargains regarding the civil service’s assistance and advice to ministers. This kind of bargain entails not only negotiations on questions like permanent tenure, trust and who is to be blamed publicly for policy-decisions, but also negotiations on questions like the size of salaries, working conditions, who is to contribute to policy-making and political tactics and who is to be responsible for recruitment and de-recruitment of top civil service. 
3.0 Public Service Bargain regarding the Danish Civil Service’ Assistance and Advice to the Minister
In what follows we describe how the public service bargains regarding the Danish civil service’ assistance and advice has changed in a direction where civil service increasingly engages in giving not only professional, but also political advice. We analyse which of the different kinds of triggers of change, suggested by Hood, apply as explanations of this change. Since cheating both as party patronage in hiring and as disloyalty is rare in Danish civil service (The ministry of Finance 1998:130), we concentrate on change in environmental conditions as well as differences in interpretations and politicians’ choices. We expect that changes in bargains often reflect changes in the supply and demand for assistance and advice. These changes can on the supply side be changes in the number of and qualifications of the civil service. On the demand side these changes can be caused by changes in the recruitment of ministers which can lead to a change in the ministers need for assistance and advice. This situation is by Hood described as a fundamental change of the political leaders. Such changes may, however, also be caused by a constitutional change, but often  changes in demand for assistance and advice are caused by changes in demands made on the political-administrative system by its (institutional) environments. 

The relation between Danish ministers and civil service has a schafferian, implicit or informal and pragmatic character. Very little of the relation thus very few of the role expectations are formalised in law, constitutions etc. Therefore the case-study is primarily based on data which include the ministers and the civil service’s interpretations of the political advice. The data entails, however, also various formal documents as reports etc. which reflect a formalisation of the bargain. The empirical picture of the PSB before 1980 is based upon various historical documents. The empirical picture of the PSB from the 1980’s onwards is based upon three empirical studies conducted in 1998, 2002 and 2004. The studies from 1998 and 2004 are mainly based on a survey conducted by the commissions behind report no.1354 and report no.1443. The study from 2002 is of a qualitative character, based on 23 interviews with civil servants in the Ministry of the Environment and in the Ministry of the Interior and Health. The two ministries can be characterised as best cases to study political advice since they both have policy areas which historically have been politicized in the sense of being subject for an increasing interest from both the parliament, the medias and the public in general (Salomonsen 2003:219-266), c.f. the methodological appendix. 

In the case-study we first present the central traits of the Danish PSB from 1848 to the 1970’s/1980’s. Secondly we present the PSB from the 1970’s/1980’s onwards. After each presentation we give an account of what seems to have an impact on the bargain and the changes we identify. 
3.1 PSB between Danish Ministers and Civil Service from 1848 to the 1970’s- 1980’s 
The ministerial organization of the government (ministerstyret) was formally introduced in Denmark in1848, when the Danish absolutism was replaced by a constitutional liberalism. Formally that meant that ministers were the prime decision maker in all issues regarding the ministries, including decisions on recruitments and de-recruitments of the civil service as well as on organizational issues. The civil service found it hard to accept that there ministers were placed in between themselves and the king. It was, however, an extenuation circumstance, that the ministers were recruited from the civil service and there were not introduced junior ministers, secretary of states or cabinets as in France. In addition the civil service maintained a high rank in the society which for example meant that they maintained a close relationship to the royal house, they kept a majority of their honours, their permanent positions, pensions and relatively short working hours. Already during the absolutism lawyers had almost a monopoly on the offices. This monopoly was now strengthen. The loyal Conservative governments also expected loyalty from the civil service, where the civil service supported the governments against the liberal opposition. The new Danish constitution did not reflect any of this. It was primarily an informal definition of the new roles in the first PSB between Danish ministers and the civil service. In 1901 there were de facto introduced parlementarism in Denmark. That meant a whole new recruitment of ministers who needed and demanded a new kind of assistance and advice. The civil service were no longer regarded as potential ministers. The new liberal and later social-liberal and social democratic ministers had political experience, but no experience from civil service. They, therefore, deeply depended on the predominantly conservative civil servants. As a consequence the ministers demanded more support from the civil service, why the ministers had to make concessions to the civil service. On the other hand they could not accept that the civil service supported their political opponents. Quickly informal changes of the roles took place. The civil service accepted to appear as non-political, impartial and work loyal to the government. The expectant and reactive role of the civil service was further implemented. The civil service’ information to the public should appear neutral and professional. In return the ministers handed over most of the organizational issues as well as recruitments and promotions to permanent secretaries. After 1901 there are almost no examples on accusations of party patronage in recruitments of civil servants. It is important to stress that parlamentarism was not formally added in the Danish constitution before 1953. In praxis negative parlamentarism was dominant from 1901, but the king didn’t recognize parlamentarism as a principle before Denmark was occupied by Germany in 1940. This meant that the constitutional order was unclear for a long period of time. If one adds the fact that the majority of the civil service was Conservative in opposition to the Liberal or Social-liberal government, is it understandable that there are a lot of expressions from the civil service at the time, which reflects that they granted their loyalty to the common good before the government (Knudsen 1997:39, 2000:53). This does not mean that the civil service was inloyal to the government of the day, but they had reservations regarding how far the loyalty could be stretched. When the civil service in practise were almost impossible to fire, it was relatively easy and cost free to be reserved when it came to giving political advice. This illustrates that in a case with a low degree of formalization it can be difficult to draw a precise line between a quasi-autonomous civil service and a civil service loyal to the government of the day.

In order to understand the Danish case it is central to emphasize that Danish governments most frequently have been minority governments and most often coalition governments. This has not made it easier for political principals to carry their points towards civil service. At the same time the changing governmental coalitions meant that the civil service had strong incentives to keep a distance to political parties. They never knew which party the next minister would represent. Therefore it was more likely to be damaging than beneficial for the career to join a party. If one adds that in practice civil service remained almost irremovable until they retired one can understand why ministers, who were not able to get the desired assistance and advice from the permanent secretary had to resign towards the civil service and try to get by on his own. Table 3 summarizes the Public Service Bargains made between the Danish Ministers and the Civil Service from 1901 to the 1980’s
Table 3: Public Service Bargains Between the Danish Ministers and the Civil Service from 1901 to the 1980’s
	What the political/administrative actors get or are allowed to keep	What the political/administrative actors loose 
The top civil service	Professional service and advice 	Political service and advice 
	Neutrality 	Possibility for a political career 
	Avoidance of public blame for policy  	
	Some trust by ministers 	
	Permanent tenure  	
	Better salaries  	
	Pension 	
	A high rank in the society; for example a close relationship to the royal house	
	Relatively short working hours	
	Honours 	
The ministers	Loyalty and competent service and advice to successive ministers / the government of the day	Service and advice with party and personal loyalty to a specific government or minister
	A civil service who is loyal to the common good	

This division of roles between civil service and ministers was in all essentials maintained until the 1970’s. In 1975 new conditions of employment for civil service was temporarily introduced, which made it easier to transfer civil servants. At the same time it became possible to employ top civil servants for limited periods of time. In 1977 the government established a governmental committee who were to come to a decision as to appointments of top civil servants. The intent was not to be able to recruit top civil servants with certain political affiliations but to increase the possibility of recruiting top civil servants who were able to give their ministers advice and contribute to processes of policy making. In return a development began which raised the salaries for top civil servants. These changes in PSB made way for a new role of civil servants. It became necessary for civil servants close to the minister to enter closely into decision making processes and give intensive political advice. These incipient changes in advice practise became, however, escorted by legitimisations, i.e. the role of the civil servants needed a new legitimate content. This process of legitimisation took place as a discursive and partly formalised process in the political institutional environments, c.f. 3.4.
3.2 How Did the Changes in the 1970's Come About?
How can you explain the changes in PSB in the 1970’s? We expected that the changes reflect an increase in demand of advice from ministers to civil servants. This demand was caused by a growth in the Danish public sector which had taken place since 1901. From 1958 to 1973 this was especially caused by a rapid economic growth. Already from the mid-1960’s Danish economy was destabilised which meant an increasing foreign debt. From 1973 the unemployment grew. The same year an election dramatically changed the parliamentary composition. As early as the 1960’s there were examples of ministers who died suddenly in a young age caused by stress related illnesses. Other ministers had to resign apparently worn out in an early age. This was especially true for a couple of ministers of finance. Apparently the ministers needed more assistance. In 1970 the first demands for politically appointed secretaries of state were made. These demands increased towards 1975. The permanent secretaries did not find it in their interest to have secretaries of state placed in between them and the ministers. Through negotiations and various manoeuvres the civil service avoided politically appointed secretaries of state. Instead the mentioned change in the conditions of employment of civil servants was introduced. This meant an increase in civil service’ responsiveness to ministers who therefore were able to get top civil servants to give sufficient assistance and advice. 

It was not just the expansion of the welfare state which caused an increase in the demand for assistance and advice to the ministers. In addition the increasing attempts of governmental steering of national economy caused a demand for a qualitatively new type of advice and hence of new qualifications among civil servants. From the 1930’s there were a flow of economists into the civil service. In the early 1960’s a number of these economists became a part of the top civil service. They were to adjust to a formal bureaucratic role of the civil service which were characterised by a reactive behaviour and neutrality. This bureaucratic role also prescribed that civil servants find the means to realise the goals set by the politicians. Especially the economists experienced this as a discrepancy between role expectations and actual behaviour. The economist and former permanent secretary Jørgen Rosted has described his experience of the discrepancy between role expectations and actual behaviour in the period of 1975 to 1980 where he was employed in the Ministry of Finance: 

“The proactive role as an advisor was clearly inconsistent with the manual. We did not at all strive at being neutral – on the contrary. We did our best to make ourselves acquainted with the situation of the ministers and the governments in order to give the best possible advice. All arguments were used – both economic and political. It was not about being neutral. It was about being loyal. Gradually we were not able to distinguish one thing from another.” (Rosted 1999:99)

In 1980 professor of economics Hector Estrup wrote an article which according to Jørgen Rosted was a revelation. Estrup made clear that there were no difference between politicians and civil servants in decision making processes. He also made it clear that there should be no such difference. The only difference was that it was the ministers alone who had to take responsibility and the potential public blame for any decisions (Estrup 1980). With this the economists began to legitimise the new and more proactive role of advice which already characterised their behaviour for some years. Up through the 1980’s and the 1990’s extensive discussions of the role of civil servants took place. As we will describe below, these discussions contribute to a legitimisation of the windows of opportunity for changing the role of advice which opened in the 1970’s.
3.3 Changes in the Environmental Conditions From the 1980’s and Onwards
From the 1980’s and onwards changes in the environmental conditions had both a discursive as well as an institutional character. The discursive changes in the institutional environments are both traceable in parliamentary debates, in reports from expert committees, in articles in professional and scientific journals as well as in the media (Salomonsen 2004). 

In the 1980’s discussions of the advice are primarily traceable in professional and scientific journals, but from 1993 and onwards the discussions disseminate to parliamentary debates and reports from expert committees. In 1993 the Tamil-case puts the relationship between the ministers and the civil service on the agenda​[2]​. Even though it did not make topical of political advice as such, political advice became a central issue in the concurrent discussions of the relationship between ministers and civil service as well as in the first ethical code for the civil service written in a Danish context: Professional ethical principles in public administration (DJØF 1993).The code was written on initiative from one of the main unions organizing civil servants The Danish Association of Lawyers and Economists (DJØF), and was based on an extensive empirical enquiry among civil servants in the Danish public administration. A central conclusion of the empirical enquiry was that political advice to some extent was a part of the advice top civil servants gave their ministers. As a consequence the ethical code acknowledges and finds it appropriate that the civil service provides political advice (DJØF 1993). 

The ethical code became the first step in formally legitimising the so far pragmatic interpretation of political advice as being a part of the PSB between ministers and civil service. An in doing so, it, to some extent, introduced political advice as an issue which can legitimately be bargained of. 

As a consequence of the Tamil-case the conservative led government was replaced by a government led by the Danish Social Democrats. The new government was occasionally accused by the opposition for party patronage in recruiting civil servants to The Prime Minister’s Office why an expert committee was set up to in May 1997 to conduct an analysis of the relationship between ministers and the civil service (the Ministry of Finance 1998:9). The committee was set up as a result of a parliamentary debate on a proposition to examine the changes in civil servants’ role in public administration (Beslutningsforslag nr. B112, folketingsåret 1996/97). The proposition was decided without voting. In 1998 the next central step in legitimising political advice as part of the Danish PSB took place, Report no.1354/1998. The relationship between ministers and civil servants. As was the case of the ethical code from 1993 the report was based on an empirical enquiry of actual advice behaviour in the civil service. Once again the conclusion pointed to the fact that political advice was a part of the advice top civil servants gave their ministers. Referring to changes in the institutional environments as well as the internationalisation of the national policy-making processes the report recognises that ministers need political advice. In addition the report points to the fact that ministers’ demand for political advice is met by especially the permanent secretaries whose advice has developed with, what the report describes as a ”…great adaptability, where the ministers demand for an integrated professional and political-tactical advice is met.” (the Ministry of Finance 1998:206). As the ethical code, report no. 1354 describes political advice as a legitimate advice, but it adds, that this is an advice the civil service to a certain extent is obligated to give. In addition it stresses, however, that this obligation does not include political advice of a strict party-political nature (the Ministry of Finance 1998:21). 

In addition the committee makes it legitimate for ministers to employ a special advisor who’s appointment is attached to the minister personally. For these advisors it is legitimate to give political advices of both a tactical and party-politically kind. 

In 2003 another expert committee was set up: The Expert Committee on Civil Service Advice and Assistance to the Government and its Ministers (the Ministry of Finance, 2004). Again the committee was a result of a parliamentary debate. In 2003 the Parliament unanimously passed a resolution which asked “…the government to set up an expert committee on the regulation and organization of ministerial advice and assistance in Denmark.” (the Ministry of Finance 2004:267). The background was not discussions of party patronage in the permanent civil service, but discussions of the regulation of special advisor’s advice and behaviour both in relation to the permanent civil service and to the media. In 2004 the committee gave report no. 1443/2004 Civil servants advice and assistance. As in 1998 the conclusion regarding the permanent civil service’ advice was that it is legitimate for the civil service to give political advice: 

“When the issue in question falls within the minister’s function as a minister, the permanent civil service can provide advice and assistance on both professional policy and political-tactical aspects of the issue. Political-tactical advice includes evaluations of expected attitudes toward the issue among various political parties and the public, as well as when and how the issue could most expediently be presented to the media, Parliament and the public. (the Ministry of Finance 2004:279-280). 

In addition the report concludes that the introduction of special advisors from 1998 has not caused a radical change in the civil service’ monopoly of giving political advice to the ministers, since “…special advisors in 2004 are predominantly employed to handle press related functions and to a much lesser extent related to the minister’ party. Contrary to earlier, none of the current special advisers are in 2004 employed in actual political-tactical advisory functions.” (the Ministry of Finance 2004:271)​[3]​.

Concurrent with various expert committees there were discussions of advice in various scientific and professional journals. Across the different contributions from the civil service are similar descriptions of political advice as a well-known practise, an intent to play-down the paradox of being a part of an non-political and permanent civil service and provide political advice (Salomonsen 2005) and the use of a discourse where political advice is described as part of a natural and professional development of the permanent civil service’s advice (Salomonsen 2003, 2004).

Since various reports to a still larger extent legitimate a practise which is already institutionalised in the civil service, the discursive change in the institutional environments can, as mentioned, be characterised as a reactive and incremental process which leads to a legitimization of the political advice at the end of the 1990’s (Salomonsen 2004). The development towards giving political advice is partly seen as a cause of the absent of political advisors and partly seen as a cause of other changes in the institutional political and administrative environment. These changes are referred to as an increase in the parliamentary activity, an increasing internationalisation of the policy processes, which to a large extent is accounted for as the impact of the EC on Danish legislation, and an increase in the media’s attention to the political processes (Medialisering) (the Ministry of Finance 1998:67-108 . 

The changes in the institutional environments were also the outset for a formulation of a Code for Chief Executive Excellence in the public administration. The code was written in a network: Forum for Top Executive Management. The network included both Chief executives from the Danish state, regions and municipalities as well as national and international researchers of public administration and management. The secretary of the network was hosted by the Ministry of Finance. One of the recommendations from the code is of special interest for PSB between ministers and the civil service: the recommendation that the top civil service clarify the managerial space with the political leader (Public Governance – Code for Chief Executive Excellence 2005:42). As chief executive permanent secretaries have a dual role as being responsible for giving advice and serve the minister as well as of managing the organization (Ministry of Finance 1998:117-119, Public Governance – Code for Chief Executive Excellence 2005:43). It is recognized that the dual role as well as the sharing of the managerial role with ministers may lead to ambiguous situations. In these situations, the permanent secretary has, however, “…a special responsibility to ensure that you and your political leader attain a common understanding of the nature of your interplay and your respective roles in the management of the organisation. As a chief executive, your responsibility in this context is to advice the political leader so that you can arrive at a clear division of tasks and working practices which will satisfy your respective conditions for exercising management both jointly and separately.” (Public Governance – Code for Chief Executive Excellence 2005:44). The mandate and managerial space of the minister and the permanent secretary is not something which is expected to be clarified once and for all. The clarification is seen as an ongoing process. How theses processes influence the priorities of the civil service in practice is not evident, but an anonymous Danish chief executive is cited for pointing to the fact that the civil service “…have an administrative management space only if we are able to deliver proper political advice.” (Public Governance – Code for Chief Executive Excellence 2005:43). In the same vein Kettl, Pollit and Svara notes that “The challenge for ensuring organizational performance is to devise a strategy for balancing the roles of the senior public executives: between the important role of policy and political advice: and the critical function of ensuring high-performing government programmes. They have irresistible demands and incentives for the former. If they do not attend to the latter, the performance of government will, in all likelihood, fail to reflect the quality of the advice they give.” (Public Governance – Code for Chief Executive Excellence 2005:43)​[4]​.

3.4 PSB Between Danish Ministers and Civil Service From the 1980’s Onwards
The changing interpretation of the role of civil service is also evident in the data, which describe how ministers and the civil service interpret their roles. From the survey data it is possible to draw a picture of a set of ministers who to a large extent are satisfied with the political advice they receive from the permanent civil service (the Ministry of Finance 1998:112, 2004:76). In both 1998 and 2004 is it mainly the permanent secretary who gives political advice (the Ministry of Finance 1998:117, 2004:78). The political advice includes political sparring and political advice of both a tactical and a strategic character. Political sparring and political-tactical advice include advice related to political processes preceding the adoption of the minister’s policy, i.e. advice on negotiations in the parliament, government, the minister’s party etc., and the political-strategic advice includes advice on the development and formulation of policy initiatives, i.e. advice on policy making (Salomonsen 2003:156-158; The Ministry of Finance, 2004:269). In 2004 the report no. 1443 concludes that if there are traces of a development in political advice it points to an increase in the importance of integrating political advice with a more professional advice (the Ministry of Finance 2004:76). Turning to the advice on political communicative issues the development seems to have been that this kind of advice to a large extent is conducted by special advisors. The permanent secretaries do describe this kind of advices as a natural part of their advice and the ministers finds these civil servants as central actors in theses processes of advice. The report concludes, however, that the introduction and development of special advisors indicates that the permanent civil service hasn’t been able to give a satisfactory advice on these issues (the Ministry of Finance 2004:77). 

The picture drawn from the survey of political advice is to a large extent corresponding with the case-study of the Ministry of the Environment and in the Ministry of the Interior and Health. The qualitative descriptions can, however, contribute with a more detailed picture of how the permanent civil service account for their political advice, as well of how they perceive and orientate their loyalty. In general interviews with civil servants give an impression of an ability of the permanent civil service to adapt to changing demands from the minister and the institutional environments. This adaptability reflects a development in the PSB. As a civil servant from the Ministry of the Interior and Health describes it: 

“The politicians expect political sparring to an even larger extent. And the solutions are different in different countries. You can choose to bring some from your own party to provide the political sparring or, as in the Danish model, where the civil servants have said: we think that such advice falls within a further development of the classical role of civil servants, because the role has always included helping the minister and serving as a secretary for the minister. We are employed to help the minister, the government, in realizing the policy. Given that, then it is fair to say, ‘Well, if the minister is going to realize his policy, then there’s a need for advice about the development of the policy and there can be a need for advice about the political, tactical game.’ But it is merely extending the assistance provided by civil servants in order to help their minister realize his policy.” (Interview from the Ministry of the Interior and Health).

The accounts of advice provided by civil servants also generally reflect that political advice is an institutional aspect of the political-administrative culture characterizing the ministerial departments, as the civil servants describe political advice as something they provide on a routine basis and as something they take for granted to provide (Salomonsen 2003). The development in the advice required of the permanent civil service toward an integration of political advice with professional advice is legitimised as a natural and necessary professionalisation (Salomonsen 2005). As a civil servant form the Ministry of the Environment puts it:

“The Danish system puts a lot of pressure on a single person [the Minister] ... Since we haven’t introduced politically appointed civil servants, this means that it is necessary to have an understanding in the Department of the need for helping the Minister in matters as if there had been political advisors in the house, then they would have taken care of it.” (Interview from the Ministry of the Environment).

The interviews show that ministers’ increasing demand for political advice it not only met by the permanent civil service, there seems also to be a common understanding of the necessity of giving such advice. This indicates that both ministers and the civil service interpret the PSB on advice as being a bargain which includes political advice. The interviews also show that the integration of political advice with professional issues is not interpreted as an offer given by the civil service, but as part of a natural adjustment and part of the professional advice permanent Danish civil servants give, if they are part of the top civil service. The interviews do, however, indicate that this development in PSB on advice is not only a result of the civil service interpreting the demands made on them from the ministers and the institutional environments of the ministries. It is also a result of a civil service calculating their interest in the context of these demands, as giving political advice is seen as an absolute requirement, if the permanent civil service is going to survive in the sense of keeping politically appointed civil servants out of the departments. 

“…it’s obvious that a minister needs to be able to talk with someone who is able to give him ideas about how to handle a case politically. Therefore it is a fundamental prerequisite for civil servants as we have known them for many years to be able to survive. Put simply: it is an absolute requirement that the civil servants are ready and willing to give this type of advice.” (Interview from the Ministry of the Interior and Health).

It should be added that in general the civil service does not give political advice of a strictly party-political nature (Salomonsen 2003). 

Both the surveys and the case-study leave an impression of a civil service being extremely loyal to their ministers. Compared to the loyalty characterising a more traditional civil servant before the 1980’s the loyalty of the modern contemporary civil servant has changed. As a civil servant from the ministry of the Environment describes it: 

“I favour the Danish system, which is rather unique and for example different from the Swedish system. In Sweden, the upper part of the ministry, including myself, would have been replaced after the latest shift in government. But it presupposes, of course, a capability to advice. That the civil servants are capable of giving loyal advice to successive ministers … This is not to say that we are not supposed to be objective and speak our mind, but if the minister isn’t allowed to bring in a team, then he’s entitled to demand that we can deliver the goods preventing the minister from feeling alone and as the administrator of a complicated, technical field of responsibility, instead making him feel like a real politician, who is assisted in carrying out his policies.” (Interview from the Ministry of the Environment).

Although the civil service does not explicitly welcome the development in their advice there are no indications of either a profession who criticises or regrets the fact that they are expected to give political advice. This is coherent with the theoretical argument that modern civil servants’ interests concern bureau shaping (Dunleavy 1991), where they are able to engage in policy-analysis and in general work closer with the political principal. It is also coherent with the general picture drawn in the institutional environments who points to the fact that it is being close to the political processes as well as political tactics and strategies, which motivates modern, Danish bureaucrats (Engstrøm & Jensen, 2002). 

If one turns to the question of what the civil service may loose in this PSB the answers becomes more speculative. Until now there are no indications of a civil service which finds their professional integrity threatened or a service which is loosing its professional status in the environments. There are however indications of a permanent civil service who’s permanency is intact, but with an increasing mobility for the permanent secretaries. 

“While the age of which civil servants make it to a top level position has remained constant (48-50 years on average), the length of their service has changed dramatically. On average, permanent secretaries appointed to their position from the 1920s and up through the 1960s could expect to serve in this position for more than 16 years, and agency heads for more than 17 years. But during the 1970s, the change began. Top civil servants appointed during this decade only served for 10 years for permanent secretaries and 12 years for agency heads. This trend has continued, and permanent secretaries appointed during the 1980s have not only to a very high extent left their posts, they also served for less than 8 years; for agency heads this patters is similar.” (Christensen 2001:20)

This analysis leads Christensen to the conclusion that the ministers have increased their responsibility and involvement in the recruitment and de-recruitment of the top civil service (Christensen 2001:26-27). Table 4 summarizes the Public Service Bargains made between the Danish Ministers and the Civil Service from the 1980’s onwards


Table 4: Public Service Bargains between the Danish Ministers and the Civil Service from the 1980’s onwards
	What the political/administrative actors get or are allowed to keep	What the political/administrative actors loose 
The top civil service	Professional service and advice 	Monopoly in recruitment and de-recruitment of permanent secretaries 
	Monopoly of giving political advice	The advice on the ministers relations to the media and political communicative issues in general is given by special advisors ​[5]​
	Possibility to contribute to policy-development and policy-making processes 	
	Some trust by ministers 	
	Formal responsibility to ensure a common understanding of the nature of the interplay and managerial roles between the ministers and the top civil service 	
The ministers	Responsibility for recruitment and de-recruitment of permanent secretaries	Parts of the policy-development and policy-making processes
	Loyalty, competent service and professional and political advice from the permanent civil service to successive ministers / the government of the day 	
	Special advisors who primarily give advice on the ministers in relations to the media and political communicative issues in general	

4.0 Discussion and Some Conclusive Comments 
In this conclusive discussion we characterize the changes in the Danish PSB between the ministers and the civil service on the advice given to the ministers. We discuss whether the triggers of change suggested by Hood have an explanatory value regarding the changes we identify. Finally we discuss the explanatory value of the case-study for future theoretical discussion on what trigger changes in public-service bargains in general. 
4.1 The Danish PSB: From Schafferian to Hybrid Bargains?
At the beginning of the article we characterized the Danish PSB as an informal, pragmatic bargain, where the civil service is supposed to grant its loyalty and give assistance and advice to successive ministers. After having described the case, we are now able to give a more detailed account of how the Danish bargain has developed, and which changes could be identified. 

Although the Danish PSB in general remains an informal, pragmatic bargain it is possible to identify incremental changes. We find traces of a formalisation of the bargain from 1993 onwards where various reports regards political assistance and advice as appropriate. The case-study illustrates, however, that a low degree of formalisation makes possible, incremental changes which take a form where the practical advice changes before the formal regulation. The formalisation, were the role expectations to a still larger extent are described in various reports, can therefore still be characterised as a pragmatic process. Thus, the formal legitimization of a new practice and formalization of rules and norms regulating the advice is, as mentioned, a rather reactive and pragmatic process (Salomonsen 2003).

In addition we identify incremental changes in the loyalty of civil service. Before the 1970’s the civil service does give professional and loyal advice to successive ministers, and thus acts as agents of a political principal, but in addition they grant their loyalty to an idea of a common good which in a sense is ‘above politics’ (Knudsen 1995:283) – at least above the politics of the day. After the 1970’s the civil service is increasingly engaged in political advice, and as a consequence their orientation and their loyalty is additionally granted towards the political principal. I.e. where the traditional civil servants before the 1970s first and foremost served the public good and gave their loyalty to an idea of the public interest the modern civil servants’ loyalty orientation is thus more complex and seems first and foremost to their loyalty to the minister and the policy from the government of the day. This raises the question of whether the Danish civil service has entered a hybrid bargain, as suggested by Christensen (Christensen 2001:27-28). Since the civil service in general continues to refrain from political advice of a strict party political character, we argue, that they do not enter into a pure hybrid bargain. Instead we suggest that the bargain should be characterised as a mix between a schafferian and a hybrid bargain.  

Finally we find traces of a change in the bargain regarding the advice on media issues. Before 1998 the formal organization of the ministries set an institutional frame where the bargain was made between two main parties – the political principal represented by the minister, and the civil service. After the legitimization of special advisors the formal organization changes and the bargains on this kind of advice now involve three main parties: the minister, the civil service and the special advisors. Although the case-study suggests that the advice on ministers relations to the media is separated from the political advice, the media’s central role in political processes is, however, likely to influence the bargains on the political advice in the future since political-tactical questions is closely related to questions on how to communicate and inform the media.  
4.2 What Triggers the Changes in the Danish PSB?
If one turns to the question of what triggers changes in Danish PSB a central point is that the low degree of formalisation makes the PSB and the role expectations to the actors involved unclear. It, however, also makes the PSB more flexible, and makes possible that the civil service can cope with the paradox of being a non-political civil service in a primarily schafferian bargain giving political advice to a specific political principal as successive ministers (Salomonsen 2005). The flexibility is evident as the incremental changes described above. The low degree of formalisation thus creates a possibility for the actors to interpret the institutional role expectations in the light of the institutional history characterising the Danish civil service as well as a possibility to calculate how they can maximise their interest given the institutional context the PSB sets for the actors.

Turning to the triggers of change suggested by Hood, we can firstly conclude that the environmental conditions are both a trigger, but also, and firstly a precondition for the incremental change identified, since it is the pragmatism in these environment that makes the flexible adjustment and pragmatic development possible. It is, however, not the pragmatism itself which triggers the changes and makes necessary a flexible adjustment of the bargain. It is an expansion of the welfare state, an increase in the governmental steering ambitions, an increase in the parliamentary activity, increasing internationalisation of the policy processes and an increase in the media’s attention to the political processes which puts a great pressure on ministers and which causes the political principal to increase the demand for political and media advice. Thus institutional changes in the environment cause changes in ministers’ demand for political advice, and a pragmatic opinion in the institutional environment makes room for a flexible and pragmatic adjustment of the bargain, as an adjustment of the civil service’ supply of political advice. 

There are, however, no indications in the case-study that differences in interpretations of the bargain are triggers of change. On the contrary we find indications of firstly ministers which to a large extent are satisfied with the political advice they receive from the permanent civil service. And secondly a civil service which does not criticise, but ‘naturalize’, ‘professionalize’ and thereby legitimize giving political advice. It is appropriate and accounted for with reference to an institutional history characterising Danish civil service which is described by the civil servants as follows: the civil service has always been loyal to the minister and giving political advice, or as a civil servant says in a previous quote; “We are employed to help the minister, the government, in realizing the policy”.   

Turning to the question of choice as a trigger of change, the case-study points not only politician’s choice as an explanatory variable it adds civil service choice as an explanatory variable which should be considered. As a civil servant describes it, in order to survive it is a fundamental prerequisite that the permanent civil service gives political advice. In other words is it necessary in order to avoid a formal reform, where the bargain is extended to three main parties: the minister, the permanent civil service and politically appointed advisors, where the latter are responsible for the ‘interesting’ advice – the political advice. 

It is, however, not for the civil service to decide whether the bargains and the organisational equilibrium are to be fundamentally changed as would be the case if politically appointed advisors were introduced in the formal organization of the advice.  

As mentioned it is only in situations where the ministers consider agency costs higher for a schafferian bargain than a hybrid bargain one could expect a change toward the latter. This situation is, however, not to be expected if there is mutual trust and cultural alignment between the minister and the civil service. Although the question of trust is not an explicit issue in the empirical data informing the case-study, the mutual satisfaction with the bargain and the division of roles prescribed in the bargain as well as the low degree of cheating in Danish public administration indicates a situation characterised by mutual trust and some cultural alignment regarding how to interpret the roles. The satisfaction with the advice also indicates that the minister finds the civil service responsive. 
4.3 What Triggers Changes in PSB’ in General?
The changes identified in the Danish case points to a more complex understanding of the triggers of change. As Hood, the Danish case points to PSB and changes in PSB as results of both interests based and institutional factors. This means that the changes in PSBs are not merely to be understood as caused by either exogenous or endogenous factors, but as a complex process where the institutional factors causing change are both in the environment as well as in the ministerial organizations. 

This complexity is likely to be found in other than pragmatic and informal bargains, since institutional processes occur in both formal and informal organizations. 

Further the Danish case adds another trigger of change: civil servants’ choice. This trigger may be if not exclusive then most likely to characterise informal bargains, since these bargains may be more readily changed by the actors involved than formal bargains. 
5. 0 Methodological appendix
5.1 The case-study before 1980
5.2 The case-study after 1980
The survey data from 1998 and 2004 contains three separate surveys sent to the ministers, the permanent secretaries (Departementschefer) and the private secretaries (Ministersekretærer)​[6]​. The two surveys are partly comparable in a diachronic perspective since some of the questions asked are the same (the Ministry of Finance 1998, 2004). 

The interview data was conducted in the spring of 2002 as part of a comparative case study of the Danish civil service including the Ministry of the Environment and the Ministry of the Interior and Health. Civil servants from all levels of the departmental hierarchy were interviewed. The departmental hierarchy is constituted by the following four levels: Fuldmægtige (principals), kontorchefer (assistant secretaries), afdelingschef (head of division) and departementschef (departmental or permanent secretary) (Nexø Jensen & Knudsen 1999:232). In addition observations were made in each department prior to conducting the interviews. The interviews are confidential. A semi-structured interview guide was formulated to guide the interviews, allowing the unfolding of subjective interpretations and accounts of the advice provided by the civil servants. The quotes used in this analysis are primarily chosen on the grounds that they illustrate a general impression and tendency in the accounts given by the civil servants. 
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^1	  It has been argued that analysis of the costs involved in changing the PSB may be more applicable to situations where the civil service acts as policy implementers and not as policy advisors (Christensen 2001:3, Hood, 2000:13). This may be the case if one considers the whole range of various PBS types as suggested by Hood. We believe, however, that the analysis is applicable for analysis of both shafferian and hybrid bargains. 
^2	  The Tamil-case put focus on how civil servants should behave in situations where their ministers give illegal orders to the civil service. 
^3	  It should be added that the report points to the fact that the extent to which special advisors give political-tactical advice varies (the Ministry of Finance 2004:271). 
^4	  Quoted from Kettl, Pollit and Svara: ”Towards a Danish Concept of Public Governance: An international Perspective”, Forum, August 2004.
^5	  The question is whether this kind of advice is something the permanent civil service looses or whether it is a part of the advice they haven’t managed to give.  
^6	  The surveys were conducted in 1997/1998 and in 2003 (the Ministry of Finance 2004:21). 
